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riTRODUCTIOB 

national defense In tho medern Atomic Age is perhaps not 
only tho largest and foremost business of our nation to-day — it 
is also without doubt the most expensive venture we have over 
been forced to undertake* It demands that wo build defenses so 
that wo are prepared for both a long period of world tension and 
the possibility of an enemy attac’' that at any ti w e right plunge 
our country into full-scale, global This readiness, requir- 

ing as it does the maintaining of relatively largo, well-enuippod 
armed forces, vast facilities and bases from, which vo can mount 
immediate, effective nobilizr n, can be purchased only with 
enormous sumo of money. And yet we all can readily appreciate 
that tho amount of such monies which can be made available must 
have some reasonable limitations. 

Wc in tho United' States, who population- wise, represent 
some six per-cont of the world' i peoples, aro in large measure 
supporting freedom in tho balance; to tho extent that the IT vy 
shares in this world-wide military readiness res lonsibility, we 
must ever ensure that our portion is provided at the most re son- 
able cost possible in view of the limited funds which wo as 
citizens can offer. Fulfillment of ouch a goal obviously means 
that we oust at all tines have expert manage', ont throughout the 
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I’aval Establishment, not only at the 'dcp„ rtment * and ’bureau’ 
levels but also in all of the n jor field activities. Export 
management in turn, requires intelligent, active fiscal control, 
a fact lone since acknowledged by private industry of oven modest 
size and complexity, where they consistently utilize the fiscal 
controller concept as an aid to manaseBcnt, whether or not so 
labelled and whether or not vested in the top executive himself 
or provided in the form of a staff assistance by a controller, a 
treasurer, a financial manager or an assistant vice-nrosident or 
an accountant. 

If this major premise is then accented, you must also 
accept a corrforyi that effective financial control Is a proper 
and necessary function of ail large-scale naval command (manage- 
ment), both in the field and at the ITavy Department; as much of 
a commander's responsibility as is tactics or logistics, uhich he 
has always accepted as the ’product' Which the military ' industry’ 
is selling. 

Or let's take another tack in our pursuit of the premise 
that active, informed financial control must become more a part 
of Ilaval management throughout all commands. Consider for a 
moment the translation of the oillions we in the military spend 
each year in a form that is understandable to all of us. It lias 
been figured out by so 'Gone mathematically gifted that one billion 
dollars represents a stack of thou sand-doll or bills one hundred 
feet higher than the f ash J ngton honunont, a shaft with which wo 
are all quite familiar. Hot 1’s or 5?'s or 10's; not EC’s or ?0’s 
or oven $lCO-dollar bills mind you, but ono thousand doll r bills! 
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Further consider then that the Havel budget for the coining fiscal 
year, exclusive of any sup lenental or deficiencies, will approx:! - 
mate twelve billion dollars; ;nd that this does not begin to sat- 
isfy the entire Department of Defense needs, for the Array and Air 
Force appropriation totals will drive the single year military 
budget upwards of forty billion dollars! 

Rote also that two years of national defense at this 
•peace-time* rate, only Lady the wonder-horse from Forth Carolina 
could estimate the atomic war rate, eats up the total earnings of 
all people in the United States living west of the !'ississi~pi! 

On a purely numerical basis, this means that everyone in the 
country is ’out* some fourteen hundred dollars as his contribution 
for only two years of defense, not to mention the additional out- 
lay for the numerous other costs of his federal government. 

Uould wc be naive in ieving that sound financial man- 
agement of these tremendous budgets and expenditures infers full 
recognition of fiscal control by major field commands, not merely 
top-command in the liavy and Defense Departments, where fiscal 
comptrollers are presently mainly utilized. Is it foolish to 
believe that extension of this concept of capable financial 
control through naval commanders aware of the new science of 
financial management, will actually save us personal dollars? 

Aside from any selfish tax-dollar interest, most of us are so 
patriotic that we i/ant to be intensely proud of our own service 
and it’s efficiency in administering it's portion of public monies. 

Obviously, we can see that any tool or technique which all 



navy managers con employ in any way to 'core ably and '.ntelli gently 
•comand 1 ouch staggering suns as they in fact manage , must be 
accepted as an additional challenge; whereas they have tradition- 
ally excelled in operational, technical and tactical skills, now 
they have stimulation to equally succeed as full-scale business 
executives through full grasp of their financial potential. The 
naval executive can no wore ignore his daily d irect concern with • 
his enormous financial responsibilities of co and than can his 
commercial counterpart, the head of large concern, ignore what 

it ’costs’ his company to pro-'ue© and soil it's particular 

„ /*■ 

product. 

Criticism has been made that the entire federal budget 
is out of control, but that in particular, the military portion 
is an” incomprehensible monster”; if this indictment be true, then 
we in the military are surely more than fifty per- cent to blame 
for we have recently been spending more than half cf the total 
national budget. To this extent, we must endeavor to ameliorate 
the situation, certainly the naval portion of any blame. There 
is perhaps no more fertile area to begin building the confidence 
needed than this; wider recognition and employment by col m nders 
navy-wi&o of the commercially tested and -”>roven concept of fiscal 
control as the effective tool it is to navy 'managers* in estab- 
lishing and expending their naval allotments and appropriations; 
by using it to prove, with facts, that naval retirements are 
basod on sound needs, carefully considered by mast experience 
and future plans; that their ev-ry re-t .nst is fully and expertly 
justified in a manner that per .its intensive or su. nary review by 
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the executive and legislative departments as veil : s by their c\;n 
Navy Depart: out, the Department of "'efense or the citizenry. The 
specific duties and methods that are to be employed by the naval 
executive or required by hin from his designated staff aid for 
’ Controller ’ tyne counsel will bo discussed at more length in 
Chapters Throe and .’our. 

nevertheless, it is of interest to recall at this point 

that tho Bureau of tho .Budget fornally places responsibility: 

. . .upon department and agency heads for maintaining contin- 
uous appr- isal of the econo y and of ficiency of their 
operations and for conducting manage- ent improve: lent 
activities. It requires the develops ont and keeping their 
on orations under continuous review and in conducting s. pro- 
.'ran to ide-ntify and solve major mnst c ont problems . 1 

What better device oxists for implementing this recuire- 
ment than the constant, professionally-gauged information which 
can be easily and adequately provided by a staff consultant, 
advisor, financial assistant — a ‘Controller ’ , in short J T© 
can concentr to on furnishing the executive he serves with tho 
greatest combination of military and civilian- type financial 
’know-how* 5 he serves yet lie himself neither manages nor controls. 
Row well is the Captain or the Admiral, as tep-manage ent, in- 
formed as to the way the jobs he directs are being performed? 

Does his monthly or nerhapo cuarterly ‘chock* with his presently 
purely accounting officer give Mm 11 t 1 e financial facts he 



iBxocutlve Office of t’ e President, Bureau of tho 'udget, 
Circular -‘ 8 , Instructions for Agency Management Improvement 
Plans (Washington: Government' "Printing Of f ice , 1950) 
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could possibly uso in the daily decisions .0 ’-ust sa o? Or c ’Id 
a skilled controller assist bin substantially in reaching the best 
possible budget for his command, data bettor suited for ’ is urogram 
planning and evaluation of alternative courses, facts crystallised 
find slanted solely for executive attention In charting a course. 

This the controller can do by established professional 
principles of analysis, research, comparison and rccorincdation. 
However, and it is to be emphasized, he leaves to those he serves 
all decision-making, all policy- formulation, direction and oper- 
ating supervision? these line functions ho veil knows, must never 
be vested in the controller as such, in this way only can ho be 
completely objective and without bias in his aoproach and utiliz- 
ation of the most appropriate survey, analysis and reporting tech- 
niques; for he is not saddled with the operating responsibility 
of any division or of the command, nor oven for tho decision 
which nay bo reached by the co zander himself upon the f cts 
available . 

Therefore, in the chapters to follow ve will consider 
the current status and devela r ent of the controller and the 
financial control concent in order to better understand the 
implications for progressive commanders; wo will analyze the 
recent act of Congress which created the Defense Department 
controller and controllers for each of the throe military depart- 
ments; wo will exan'ne general and moeific duties and responsi- 
bilities end goals proper for effective *~avy Controllers, what 
help they have boen to date and what they nay be expected to 



provide in the future; how they compare with co.. ercial controllers 
in technirucs and areas of utilisation; and finally, vs hope to 
provide at least a partial answer to such questions as whether or 
not he oucht to bo a full-tine career naval controller exclusively, 
and whether the control concept as herein described can even be 
‘sold* to skeptical field-level conmands and those line and staff 
corps naval offic rs who feel it invades t' oir nrerog fives. 
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CHAPTER 2 

LEG \L HI TORY Of THE MILITARY COITIOLLER 

The national Security Act Amendments of 19^9 added a new 
Title IV to tho Rational Security Act of 1947, entitled: "Pro- 
notion °f Economy and Efficiency Through Establishment of Uniform 
Budgetary /aid fiscal Procedures and Organisations". For our 
purpose in this tr atise it necessary only to cite those pro- 
visions which have major impact on the military controller} in 
this light, the net results of the now legislation wore that it: 

1. Created an Office of the Comptroller of the Department of 
Defense, and offices of Comptroller and Deputy Comptroller in 

each of tho three military departments. 

2. Required adoption of a functional or ’performance’ type 
r>f budget by tho Depart ent of Defense. 

f. authorized establishment of working capital and management 

funds. 

h, Requires maintenance of property and inventory records on 
Doth a quantitative and a monetary basis. 

It is firnly believed that enactment of Public Imw 216, 
especially of Sections 4-03-403 which aro budgetary in nature, 
pre-empts tho need for, and iinplys actually, more than merely 
' department ' level controllers, (Legally, they are Com.ptrollers 
as spelled in the lax/s ; the author prefers to continue to spell 
their nano end pronounce it as ’controller* in order to avoid 
any possible distasteful or erroneous relationship :dth other 
vastly difforent functions or officos statutorily now in exiot- 
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once, such as he "omptrollor- General 5 The Comptroller of Currency 
etc.) Bather, it is felt that these laws sensibly demand the 
practical expedient of th^ responsible military denar tnents in 
extending the concept to provide someone in every major co nand 
who is qualified to perform the professional "unction of sound 
financial control, irrespective of whether ho be tho commander 
himself, or whether the person so-chosen and his function be 
labelled specifically ' controller ship ' . 

Lot's look at the first cited section, Section 403, which 
among other things directed utilisation of the so-called 'per- 
formance' budget in presenting and justification of future Depart- 
ment of Defense budgets and estimates, briefly, and in si’ plost 
terms, this means reporting and accounting for the cost of 'nor- 
forming' identifiable functional programs or activities, with 
clear segregation of opera tional and capital programs. But, you 
nay say, this new provision of itself need not dictate the estab- 
lish t of additional budgeting or accounting staffs or organis- 
ations. However, the acts go somewhat beyond merely generating 
so-called 'performance' accounts; for example , it specifically 
charges the head of the department, and certainly by implication, 
sub-ordinate bureau , office, base, activity and area commanders 
xrf.tli full responsibility for all financial, fiscal, cost, account- 
ing, etc., aspects of tho program, mission or command which they 
head or command, or perhaps it would better serve cur purpose to 
say, manage. 

They must then constantly review their milit- ry and naval 
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operations in the customary fashion with Which all are familiar 
and adept, but must also now continu usly review the command’s 
financial operations, with all the ranifi cations that this implies, 
in order to thus ensure prompt identification and solution of the 
myriad fiscal problems now forcibly a part and parcel of military 
management as a result of Public Law 216. 

This latter recuironent then is a new facet, and would ap- 
pear to strongly suggest the advisability of providing the over- 
burdened executive with something at least resembling an estab- 
lished control concept, if not a staff controller, as an advisory 
adjunct to moot his newly ordained financial management role. As 
It now stands, the burden falls solely on the individual commander; 
Ills previous management responsibilities, which already occupied 
his time rather fully, will otherwise be diluted adversely by 
the newly imposed budget and fiscal duties, hot withstanding 
his prin.ry interest, background and need in purely milit ry oper- 
ational tasks, he must nov bo personally informed in the 'figure- 
battle 1 ; must gauge his activities in the light of their rolativo 
economy as well as need, the efficiency of the command in acMev- 
ing it's sot mission. To do so, ho will need to be preoared to 
personally supervise initial apportionments; to withdraw, transfer 
or add- to the fund3 of his several depart 'onto, divisions or 
commands. 

In short, he must bo able to shift funds as well as tasks 
when prudenco so dictates. What h o private i dustry, where total 
responsibilities and diversity of tas T -s assignable to any one 
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individual never roach the co ploxity they do in military command, 
done to meet the even leaner challenge to their top managers. p f ter 

Iona trial and experience, the progressive el o; eats in almost every 
large-scale private enterprise have found the practical answer to 
be the utilisation of a staff executive, usually but not always 
labelled as the controller, to furnish the specialised assistance 
necessary, he became their ’evaluater*, whose sole duty it is to 
furnish objective, financial planning data and -analysis required 
by management in arriving at decisions for which the top-executives 
couldn’t possibly dig-out and research the details himself. 

Some naval commanders with whom the author has had oppor- 
tunity to discuss the concept espoused herein, express full under- 
standing of the management assistance intended and readily admit 
a necessity for such aid; however, they state unequi vac ably that 
the ultimate purpose of military or naval command is victory at 
sea or in combat, and that the voluminous financial and budget- 
ing procedures lead to a flood of questionable paper facts. 

Attention to these matters merely would reduce the time 
a commander has availabo for his primary task, naval combat 
matters. In attempting to defend the control concept to those 
senior officers \jiiose interests or duties had not yet led them 
to explore the financing or dollar aspects, of necessity behind 
the dollars they had been seeing as allotments, the author found 
a brief chronological tracing of the naval budget to he singularly 
helpful. The federal budget process scorns simple enough yet 
there are many enmeshed in it by occupation who somehow have 
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never had occasion to understand the dearth of detailed information 
about it; for this reason, and because a clear understanding of 
the naval budget is necessary to perceive the financing that oust 
precede every expenditure of naval monies, as veil as the place of 
a controller, the stops or phases of the budget arc shown heroin. 
The yearly military budget begins it’s first step when the 
Director of the Bureau of the Budget, in his capacity as an exec- 
utive am of the President, advises the Department of Defense of 
the President's budget policy for the year to be budgeted; he 
further provides the Defonso Department, as he does all large de- 
partments, with a target figure as a ceiling and calls for 1 e 
department* A estimates of appropriations required vf thin this 
ceiling. This 'call' is normally issued in June, and covers the 
requirements for the Fiscal Year beginning tx/elve months later. 
Actually, the Kavy Department, as a practical necessity antici- 
pates this call by beginning the voluminous details of budget 
preparation at least some six months earlier, in January, 

However, upon receipt of the call from the bureau of the 
Budget, the Department of Defense's budget officer, the Conptrol- 
er, as a staff aid to top-management (The Secret: ry) , then 
requests the three military departments of Army, /Ir Force, and 
ITavy, via their respective comptrollers, to forward the individual 
department estimates. These depart: .ent estimates in turn are 
normally limited by ceilings imposed by the Secretary of Defense. 
\lso, they nay be limited by policy determinations of the Budget 
Advisory Committee of the Joint Chiefs of Staff, who review indiv- 
idual department estimates In the interest of over-all Defense 
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Department co-ordination and Force retirements. 

Then completion of the stag -cring and often seem* n ;ly im- 
possible task of preparation and detailed justification -within 
each of the three departments of it’s own budget estimate, must 
seriously begin. While the listing of the multitude of detail d 
steps in the Ilavy Department would servo no useful purpose in this 
study, some idea may be gained of the monumental proportions of 
the task by merely noting that in the final product there must 
be absolutely no weaknesses in expenditure justifications, no dup- 
lications of effort, inconsistencies in programs, organisation, 
Management, etc. 5 tills must be positively confirmed by thorough 
internal department review and scrutiny, from field level to 
bureau level, among various bureaus and offices, and from the 
Chief of Naval Operations down to the very last field commander 
whose needs it relates. To do les 3 invites apprehension, lack 
of confidence, arbitrary crippling reductions and perhaps doom, 
at the hands of the public's review authorities, the Congress. 

Iixcopting their actual comb it role, this request and 
justification for the funds which are their life-blood, is in 
the writer's opinion the military's foremost task to-day i For 
without adequate funds, no amount of adequacy in technical skills, 
tactics, operations etc. , cm provide the defense tho present taut 
world demands. 

Next, these completed individual department budget estimates 
go to tho Department of Defense and then, after searching review 
and co-ordination there, on to the bureau of tho budget by a 
statutory deadline of 15 September. Here they ore subjected to 
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a most extensive and detailed executive review by the Director of 
the Bureau of the Budget and his com it toes, all thoroughly inform- 
ed and expert in the field in which they review. Acting for the 
President himself, they hold hearings in order to permit detailed 
oral amplification by the defense dopartmens, prior to any exec- 
utive changes they may deem necessary under the President’s gidde- 
lines. Upon approval or modification, the estimates are trans- 
mitted to the President of the United States who, despite the 
Budget Bureau reviex;, may direct still further changes or justi- 
fications 5 when approved by the President, he forwards the entire 
federal budget, including yearly military estimates, to 1 n< - 
ress with his January budget message. 

The next phase is the consideration of the budget estimates 
by the House of representatives ’ Appropriation Committee, and in 
the case of the military departments’ budget, by the Military 
Appropriations Sub-Oonrdttee; the IJavy’s budget is further specif- 
ically handled by the ITaval Appropriations Cub-Com.dttee. In theso 
sub-committees the estimates and their justifications arc given 
an even more exhaustive and painstaking scrutiny by the ’people* 
themselves co-to-speak; through hearings and testimony of officials 
and interested persons, the siVb-eomnlttces determine their final 
appropriation proposals for sending on to the full committee and 
eventually, the fl or of the. House in the form of printed reports 
for debate and House action. 

llext, similar steps must follow In the United States 
Senate; and any differences of opinion in the two bodies must 
then be reconciled through joint c nferences of both House and 
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Senate appropriation committeemen. The final Appropriation Act, 
containing the military as well as all other government depart- 
ment appriations, is then transmitted back to the President, who 
may veto the whole Act bat nay not change individual amounts. 

Dear in mind non that this covers only the regular appropriation 
and estimates; supplement and deficiency appropriations are almost 
invariably requested, and for these, separate estimates and justi- 
fications must be prepared, and essentially the sane rounds, hear- 
ings, and procedures must follow. 

As a final step or phase prior to any expenditure of funds 
by the Davy Department, any necess iry legal authorisation of pur- 
poses must have been obtained, the required funding instituted, 
and department requests for apportionments of their specific 
appropriations forwarded. 

Thus, ignoring completely the even more exacting and de- 
tailed job of ycar-around execution and control of the budget 
actually granted, the steps so briefly noted above would appear 
to be sufficient grounds on which to suggest the earliest possible 
extension of formal 'controller 1 representation and awareness 
to all major field commends. low could we possibly exnect the 
total ITavy budget to be any better or any vorso than the cumul- 
ative financial management abilities, or opportunities for concen- 
trating on such details, of those navy executives vAiose manage- 
ment skills it reflects. In to-days complexities, each commander 
can hardly bo expected to be both a financial Croesus and a 
tactical John Paul Jones or Ilahan. 



CHAPTER 3 



GOALS OF THE COKHERCIAL CONTROLLER MID HIS IIAVAL COTATTER? ART 

In private industry the primary goal is reputed to bo 
'profit 1 , and all actions and personnel ust necessarily be Meas- 
ured by the extent of their contribution to this objective* I Tot 
so in government generally, and certainly not so in military or 
naval operations, for they are an economic i-usto except in tee 
light of the existence of possible national enemies* 

And this basic difference is a major one, especially in 
evaluating the role of a naval activity controller, or in gauging 
his possible assistance to command (management) as contrasted with 
what the commercial controller furnishes to his management* In 
most government agencies or depart:. eats , in particular, military 
departments, management’s objective is not profits; except for 
those few 'corporation' type agencies which have working- capital 
funds initially appropriated and vrho must render business-type 
financial statements, the government goal is rather 'effective, 
economical* operation. Tho naval controller's contribution to man- 
agement will be seen jhersforo, in terms of what specific assistance 
he can provide his particular activity commander in removing 
obstacles to this goal; obstacles such as failure of the activity 
or command to achieve planned objectives; un-necossary, duplicating, 
over-lapping or contradictory services; waste within the organisation; 
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inadequate co-ordination ano ng related Kavy Department, Defense 
Department and field-level related programs; prompt dis-eontinuance 
of facilities and services no longer essential or merely ' conven- 
lent* rather than actually a military necessity; lack of devices 
and standards for evaluating performance and accompli shnents threugh- 
out local divisions; chronic or increasing back-logs of vork; ex- 
cessive personnel turn- over; ^nd finally, ho can surely alleviate 
the obstacle of unreasonably high unit-cost per vork unit completed, 
whether logistic, operational, office, industrial, planning or even 
staff workJ One must admit that each of those are major ’onor&es 1 
to the military, and that their reduction is in the national inter- 
est as \/oll as the interest of all major activity commanders as 
large-scale business 'manager* 1 . 

To the extent a 1 controller’ awareness or actual repre- 
sentation can aid in their diminution, to this same extent can 
naval command ’management ’ capitalize on tho controller’s aptitude 
and professional interest in the IIavy Department’s never-ending 
goal and pursuit of higher ’ -'refits’, vis: higher effectiveness 
and economy in operations, which we’ve defined as the military’s 
profits. Thus, the naval controller and the commercial controller 
have in effect the same goal, and achieve it in largo measure by 
the s~mo techniques. 

It is earnestly .oped that readers will not hastily gen- 
eralise from the above that the military controller Is empire- 
building , that ho envisions himself as a manager, usurping 
traditional command prerogatives; or that he at the least, secs 
himself as a specialist in a new and distinct officer career of 
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ITaval-Controlle-r exclusively. The true proponent of wider and better 
financial ’control* utilisation in the naval establishment covets 
none of these; functioning in his r roper sphere, he usurps neither 
the policy, dec! sion-nsMng responsibilities which must ever attach 
solely to the cownander nor the tcchaiaal, accounting responsibil- 
ities iiistorically held by the Bureau of Cupplies and Accounts. 

As for the first above fear, even the most superficial 
reflection dem -nstr tos that a core controller could never himself 
initiate a command appraisal of the organisation, .or it’s oro- 
ceduros, staffing and objectives. Kg nay not juu:c, of his own 
authority, just what degree or' consistency with v ich the co*'- 
nand is oner -ting \rithin it’s set gods. Bor could he reward or 
chastise individuals or sub-ordinate commands responsible for 
efficient, effective operation or to blame for the lach thereof. 

The controller has no authority to initiate new programs, 
schedules, plans or o- orations to Licet or solve even identified 
problems; he has no ’cognisance * , to use the military tern, in 
tho matter of action for efficiency or for the blameworthy cr 
even final evaluation of accorrolislrrents. Obviously, these ' ll 
are command prorogat. ves; in fact, he alone is s ccifically 
charged with then, 'nd while his foremost responsibility is to 
be sure of winning the actual naval engagement in combat and to 
attain the command military mission whatever it bo, the process 
of winning must now bo carefully measured in financial efficiency 
and of iectiveness. 

helping major activity commanders moot tho fiscal horn 
of this now tvo-pronged dilcnna is the goal of the controller. 
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The solution lies in complete review, which is urinarlly an analysis 
and use of the factual data and reports that are the product of 
oach command's day-to-day operations. Such data the controller 
can assimilate, condense and interpret© so as to provide his man- 
ager (commander) with the factual, professional business-type 
basis for the latter’s policy and decision-making , for formulation 
of plans, programs, and related budgets required* for determin:' ag 
weaknesses in effectiveness and need for preventative check-ups 
or special further survey in the light of the key factors disclosed 
by the data made available by the controller. 

In short, the controllers role can be only the traditional 
one of a staff aid, providing the information, advice and fiscal 
counsel the commander needs and desires. 

Son© may ask, in view of the import: nice implied, whether 
then the military controller, like ’i.s commercial counterpart, 
will be a separate and distinct career specialty. To answer this, 
the author need only point out that he has yet to speak with any 
naval officer currently in the department level controller shop, 
including flag rank and junior officers, line officers and staff 
corps officers, who are little enough for thoir professional 
careers, navy worth, and desire for the diversified ability pre- 
requisite to higher command, to care for continued exclusive 
controller duty, fortunately, all recognise narrow fiscal control 
duty for what it ici another phase, albeit a newer one, of ex- 
tremely valuable training leading to the ultimate goal of all 
naval officers, top -command l They fully acknowledge controller 
experience as one of the vital facets of the fully informed, highly 
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capable, nature, business-executive colt „ander ; they keenly recog- 
nise the incrooscd Managerial skill being added to their military . 
skills as a result of understanding and appreciation of the tool 
of financial control, hut while enjoying such control duty as 
an educational experience much to be sought for as a uniquely now 
training for leadership, they wisely perceive the altogether too 
great limitations in a career of exclusive controller type duty. 

Higher command cones by promotion, and promotion comes 
usually only to those best qualified in all the diverse and myriad 
elements required of the modern-day naval executive. Financial 
management skill is only one of the many now required. 

In this aspect, the military controller must differ with 
private industry’s controller, who is almost always a fiqure 
specialist. It is an accepted axiom of ’"ost successful commercial 
concerns that the larger and more complex they become, the more 
demanding the requirement that they insist on extensive training 
and continued relatively long-time c ployneht of personnel in 
narrow, specialised fields for which such personnel are exclusively 
oar-marked, and from which specialised departments they must flow 
promo tion-wise. As a natter of fact, private industry leaders 
state they could not stay in business without adherence to ouch a 
policy. 

It often appears inc ompidionsi bl e to then that the United 
States military forces, vastly larger and iiifi-f i, sly ware complex 
than probably the dosen largest corporations in our country to-day, 
can even operate without adopting a similar policy vithin the 
military establishment. While it is not the purpose of the 
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present paper to discuss the intrinsic differences between nilitary 
command and commercial business organization methods or require- 
ments, sufficlont and fundamental variance do exist, in both means 
and ends, to amply justify the seeming anomaly. Recruitment, 
periods of total tenure, service motivations, conditions, tines 
and places of employment , conceivable requirements during oncrgoncy, 
etc., may suggest some variances; suffice it to say that underly- 
ing all is this: the ship or task forco commander who knew only 
•financial 1 principles of command would sink few enemy ship3 or 
down few aircraft other than his own. 

Fortunately, the formal odocational programs designed for 
training naval officers in controller ship functions recognise 
the inplausibility of career-controllers for tho ITavy or Harino 
Corps. Tho existing courses in both civilian and nilitary insti- 
tutions specify that applicants possess broad nature, experience 
involving operations and command, and restricts selectees to those 
senior Ilaval and llarine Corps officers whose records demonstrate 
diversity in background. 

Contrary to what would be the case if controllers were to 
be career specialists, tho actual courses being given emphasize 
that detailed, clerical, non-executive type skill in book-keeping, 
statistics, accounting, fiscal budgeting, etc., are not the aim. 
Rather, tho training in these subjects and such others as indust- 
rial economics, advanced management and management engineering, 
is aided at and is being successfully directed towards providing 
familiarity and skill in the manage int level techniques of fiscal 
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control— not the technical, specialist-level. Designation of cer- 
tain active duty billets as specialist billets assignable only to 
controllers would be -wholly un-acceptablo militarily since it would 
deny utilization of existing controller-type billots for in-service 
experience and on-the-job- training necessary. These billets, as 
well as formal academic training, are vital avenues to fiscal 
experience needed for responsible leadership and top, executive- 
level command in the modern, costly, complex naval establishment. 

So much for the comparisons and contrasts of commercial 
controllers with military ones; let us now look to future course 
for the military controller and consider liis probable contribution 
to naval financial management. 



CHAPTER 4 



TITS NAVAL CONTROLLER'S CONTRIBUTION 

Too many military neople, including unfortunately some 
comraanders of naval activities, expect that luck, good fortune or 
a provident Congress, to-gether with some measure of national 
hysteria of war, will always provide then with a sufficiency of 
fund3 for the scope of operations the service needs dictate, !!o\7- 
ever, never has it been more apparent than now that whatever may 
have taken care of the past, in the present and future it is 
going to have to be simply nothing less than good, sound business 
type management of the naval establishment by all hands, by all 
levels of command. 

The foresight, judgment and financial management ability 
that must be reflected in future program planning, budgeting and 
control of expenditures, and in the development of the fi :ures 
that will be demanded by the public to substantiate naval oper- 
ations, will in large measure determine the scope of our naval 
readiness, and hea-ce, our national preparedness. At least some 
alternative courses of action are present or possible in almost 
every problem, program, operational plan or budget situation con- 
fronting tho naval activity commander. An evaluation of each such 
alternative in terms of it’s financial impact should be made as 
much a part of the Captain's or the Admiral's routine as it is tho 
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successful private enterprise r.ana *erb standard policy. One needs 
but to glance a -t daily newspapers or the flood of new policies 
and revisions to current regulations emanating from the Department 
of Defence and the Navy Department in order to recognize the now 
era; one of expanded use of modern business and financial methods 
in the planning, budgeting, accounting and control of government 
funds. This has been even more pronounced since passage of the 
Budget and Accounting Procedures Act of 1950 > and further imple- 
mentation of the so-called Hoover Report will undoubtedly increase 
the tempo. 

While the Navy's financial management system must fit the 
Navy's oval unique needs, it must also meet the basic objective 
of full disclosure of the necessary financial information as 
desired and required by higher authority. This emphasizes the 
need for recognising the now concepts and the revolutionary need 
for professional-typo 'cost' awareness on the part of all com- 
manders. T N is new criterion, even though alien, detestable and 
un- wanted by some ’warrior' commanders, means that all must not 
only be adept in naval tactics but olso must do a creditablo job 
of business management. Understanding and utilization of fiscal, 
accounting, budgeting, and other internal financial control meas- 
ures is now mandatory for successful command administration. 

The much ovor-wor3:ed plea of 'military necessity' will of 
itself no longer produce sufficient funds from highor military or 
civilian sources; to obtain approval of his projects, he must 
also provide adequate and defensible accounting, fiscal support 



all the way up the line in order that the Ilavy Department itself 
can show a fully justified budget. 

It should be starkly clear the commander himself can never 
hope to have tine to personally collect, assemble, digest and inter 
prote the pertinent fiscal facts in order to properly determine 
the best course of action; to arrive at the decision which would 
fully consider the intense financial responsibilities now forced 
upon him. Yet neither can he safely make such a decision without 
obtaining at least some background of pertinent fiscal information. 

If he cannot do the detailed work himself, is un- willing 
to decide on a course of action without ascertainable facts at 
hand, and cannot now legally or in ;ood conscience professionally 
ignore the cost aspects of the problem at hand, what remains? 

Simply a resort to the obvious: delegation of detailed work neeess- 
ary to develop the required information and prepare the interpre- 
tation to his logical staff assistant, a controller, whose staff 
function it is to bo completely informed on such matters. He can 
gather, digest, arrange, intorprote and present all pertinent 
information needed by the commander ; in short, can provide him 
those facts he needs to consider in arriving at a decision. 

The commander ashore, like the captain afloat, gets 
specific sailing orders listing his destination, but both must 
use their own judgment and discretion a thousand times a day in 
avoiding rcofs and possibly fatal storms enroute to the destin- 
ation set by those above; each is free to stoer his own course 
but expert navigation is needed along the way. For the activity 
commander, thore is a financial navigator available for counsel — 
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a controller! While he cannot divest hi 'self of his financial 
responsibility, ho can diminish the onus of being an accountant. 

By the medium of his controller, he can well anticipate ahead of 
time whether the results expected will materialise, and can early 
roviso his policies and change his course before it is too lato 
and ho is on the rocks of financial ignorance. 

It is firmly believed the modern commander will eventually 
see his new fiscal responsibilities as a challen e to his over-all 
management skill, his administrative ability; as a vital adjunct 
to hi3 tactical skill, which is of course his favored and tradit- 
ional interest. The basis for the develop .cnt of most skills is 
some form of incentive; in this case, the incentive will be future 
promotion initially. Even now, one of the newer factors on which 
a naval officer’s fitness report is based is his demonstrated 
economy in utilizing the material and personnel resources of his 
command. As he comes to realize that economy will be an increas- 
ingly important factor in proving his fitness for higher command 
and greater positions of responsibility, that efficient (profitable) 
command performance means more certain promotion and respect, lie 
will most certainly ask for and utilise the professional con- 
tribution of his controller. 

Comparable management in private industry already use 
controller ship concepts to control and budget for it’s operations; 
to find out at all times whether objectives are being met, what 
they nay erpoct in the vay of profits or losses from operations, 
what the cash position will be from month to month, the over-all 
financial position at any given time. Like-wise, the naval 
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connanding officer must and will learn to live with and with-in 
a limited budget; must knowfrom month to month, or oven day to day, 
whether or not he is achieving his mission? he must know the status 
of his funds (allotment) position in order to Ionov/ where he stands, 
lie too, must set a course and constantly take ’bearing to confirm 
that he remains on course, for ho cannot ignore available facts or 
merely guoss his position anymore than his counterpart in big-business. 

The controller’s contribution helps both hard-pressed exec- 
utives eliminate most of the guess-work, /or he combines a vide 
range of technical financial knowledge with maturity, objectivity, 
and a fine sense of what constitutes an optimum balance insofar 
as the command's fiscal position and operations are concerned. 

If skeptical of the controller ever attaining his full, 
expanded role in the Navy, consider only the long, uphill fight 
that the modern control concept had to overcome in private industry. 
After almost fifty years, he is still fighting for recognition of 
his true worth in many industries, while the Ilavy will no doubt 
capitalise on industry's progress to date and accept their proven 
applications of controller ship, we should expect something less 
than over-night clamoring for controllers by all commanders. 

Perhaps we in the Neivy will have controllers who will 
themselves retard and slow final acceptance of their potential 
contribution by endeavoring to falsely usurp operational auth- 
ority; unquestionably wo will have others who, t~cujh c. -light- 
ened enough to realise their purely staff status, are so tech- 
nical minded that they invariably resist every now program, 
expansion or proposal propounded by line command through predict- 
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ing dire fiscal results, or even flatly reconnending rejection. 
Others will weaken the controller’s position and progress by 
telling commanding officers why they cannot pursue a selected 
course instead of telling then how they can do so. 3 till others 
will become mere accountants or clerks, doing what the Supply Corps 
and bookkeepers have long since been doing as a proper function; 
and finally, some will foredoom their thoir worth as real object- 
ive fiscal planners, interpreters and budget advisors by wasting 
all their time on the many by-roads of ’details'. 

I*ot those of U3 who are sensitive of tho true goal anc! 
contribution that control can make, fervently pray that any ouch 
mis-guided souls will be greatly out-numbered and neutralised by 
those who see themselves in the proper niche and make the out- 
standing record of which they are capable. 

And while ho doesn't make the decisions of command, he 
may greatly influence thorn by the beneficial, objective present- 
ation of pertinent fiscal facts. At the sane time, the controller 
is himself acquiring immeasur cable training advantages for exer- 
cise of higher command in his own right whon eligible. For in 
the the daily work for lis commander, his field is tho sane as 
that of the con-anding officer and the executive officer whom 
he serves; save for those two, who else in tho command is, by 
the very nature of his work, experiencing the educationalbenefit 
of over-all command in-sight. For the control"’ nr too has an 
interest in all departments and divisions; yet he is not saddled 
with tho direct operating resp nsibility for any, fhis gives him 
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a detachment and objectivity which even the conn .aider and his exec- 
utive cannot claim for they are burdened with the responsibility 
for all. The controller alone can devote informed full-time to 
financial analysis and study of the commands fiscal problems. 

Proper exploitation by command of this staff controller 
contribution can ensure the com ending officer that his decisions 
are related to the financial facts surrounding the situation at 
hand, and are more closely co-rol^ted and co-ordinated with other 
factors which make for efficient, effective command administration. 

In conclusion then, it may be said that the military 
controller's objectives and capacities are essentially similar 
to those of his commercial pioneer: he offers the basic data, 
information and fiscal services to his management (command) to 
ensure adequate financial counsel incident to : 

1. Preparation and justification of the activity budget, which 
is the request for funds and the manner of intended expenditure; it 
is the life-blood of operations. 

2. Control of all fund 3 and finances made available. 

3. Analysis of command operations in the light of objectives, 
comparison with established standards, and correction of 
deviations. 

The controllershi -p cncept, only recently legally and 
formally recognized in the military .establishment, must be ex- 
panded to major field commands where utilisation presently is 
merely permissive rather than encouraged, in order to attain max- 
imum economy and efficiency of materials, money, personnel and 
facilities throughout the entire naval esf"' ,, ' M s''" in this 

era of al ost prohibitive costs for even peace-time defense. 
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